Introduction
Few policy scholars have taken on prostitution law and analyzed the governance of sex work. 1 As Hendrik Wagenaar and Sietske Altink state, despite 'the abundance of scholarly and popular literature on prostitution, publications on prostitution policy are remarkably scarce ' (2012, 280) . 2 The buying and selling of sex among consenting individuals, may not appear at first glance to be among the 'fundamental problems' of humankind as early proponents of policy analysis might have understood them. But it has gone on for a very long time, and, over the course of its history, it has been associated --although not necessarily associated --with discrimination, marginalization, exploitation, violence, drugs, and disease. Often socially stigmatized, forced to work in hidden or darkened places, and exposed to certain potential harms without means of protection or recourse, sex workers have long been vulnerable members of society. Sex workers' physical safety, psychological wellbeing, and basis of respect have long been at stake. The international body of evidence concerning harms associated with sex work in a criminalized context is increasingly unambiguous. As Kate Shannon, Chris Bruckert, and Frances Shaver state, a "large body of scientific evidence from Canada, Sweden and Norway (where clients and third parties are criminalized), and globally clearly demonstrates that criminal laws targeting the sex industry have overwhelmingly negative social, health, and human rights consequences to sex workers, including increased violence and abuse, stigma, HIV and inability to access critical social, health and legal protections" (Shannon et al. 2014; see Chu & Glass 2013; Csete & Cohen 2010; Dodillet & Östergren 2011; Lazarus et al. 2012; Lowman 2000; Lowman 2004; Shannon 2010; Shannon & Csete 2010; Shannon et al. 2008; Skarhed 2010; Skilbrei & Holmström 2013;  This policy area is complicated in any jurisdiction, and Canada is no exception. The terrain is demarcated by a federal legal framework in which the buying and selling of sex among consenting adults is legal. However, certain fundamentally related activities have been and continue to be understood as crimes. For example, the Canadian Criminal Code prohibits owning, operating, or working in bawdy-houses or brothels, living on the avails of prostitution, and communicating in public for the purposes of prostitution. Based on a consideration of extensive evidence, including government-commissioned reports, academic articles, legally sworn testimonies, and experiential accounts, the Supreme Court of Canada unanimously found that these provisions exacerbate serious risks faced by sex workers and violate their security of person interests (Attorney General of Canada 2013) . Given the strength of the evidence that these provisions increase risks of violence against sex workers, sex workers and their ally organizations were successful in their legal arguments before the Supreme Court. Although the Court ruled that these provisions were unconstitutional, it suspended its judgment of invalidity until December 2014. This case, especially when focused on actors in Vancouver, British Columbia stands out as the site of important shifts in policy processes in which sex worker organizations and ally organizations have been the driving force. In response to the risks increased by criminal laws, sex workers formed organizations such as the Downtown Eastside Sex Workers United Against Violence Society [SWUAV] and worked with advocacy and support organizations (e.g., Pivot
Legal Society and Providing Alternatives Counselling and Education Society [PACE] ) to seek changes to federal criminal laws, municipal policies, and enforcement practices. Through their persistent efforts, these organizations would eventually develop strategic relationships with the Governing Sex Work 5 City of Vancouver and Vancouver Police Department (VPD) --relationships that now extend over more than a decade. These relationships are complex and not easily characterized in terms of the dominance of one policy coalition over the other, as one might expect. Nor can they easily be characterized as collaborative governance. Agonism in this sense refers to relationships that are not based on widespread trust and that are not aimed at consensus building, which are traits typically associated with collaboration in policy processes (Ansell & Gash 2007 and Innes & Booher 2010) . Instead, these relationships are better characterized by a deep antagonism that over the years has yielded to forms of agonism in order to respond to a particular problem, which, in this case, is the violence against street-based sex workers and other marginalized women --violence that includes serial murder. These relationships are productive because they are focused on addressing a specific problem with an acceptable solution framework. They are bolstered, but not solidified, by a convergence on the idea and principles of harm reduction that, in the early-to mid-2000s, had come to be accepted as a response to fatal injection-drug overdoses in Vancouver. 3 This 'collaboration,' which remains very tense and tenuous, has given rise to important local initiatives aimed at mitigating harms associated with sex work.
In exploring the particularities of this case, the importance of the policy community heuristic becomes apparent. The concept is especially helpful in conveying the diversity of actors, including historically marginalized groups, non-profit civil society organizations, as well as state entities. It also helps in articulating the complexity of relationships, as they evolve over years, among these actors. With a focus on relationships and not merely on structural and strategic linkages, it can capture many nuances in why dynamics change and what the implications of this change are for policy. The emphasis on interaction and communication can
Governing Sex Work 6 serve in identifying a rationale for policy change. Conceptually, this case study suggests that agonistic relations emerge within policy communities that may be characterized by deep division and animosity when members experience or perceive catalyst events, cannot easily refute the evidence concerning factors contributing to these events, and converge on a clearly defined framework to address problems associated with these events.
I begin with an illustrative overview of the concept of policy community to highlight its essential features. This is followed by a brief discussion of the challenges associated with this policy area. I then shift to a detailed analysis of the organization and mobilization of policy actors, and the development of relationships among them, that have resulted in changes in prostitution laws and sex work governance.
Policy Actors, Relationships, and Community
The concept of policy community is important both as a metaphor and model. Metaphorically, it encourages the student, scholar, and analyst of policy to think broadly about all of the actors coming into communication with the intention of addressing a policy problem. This broad community includes what Paul Pross (1986) and William Coleman and Grace Skogstad (1990) identify as the 'attentive public' and 'sub-government.' As a metaphor, policy community is more helpful than Michael Howlett, M. Ramesh, and Anthony Perl's 'policy universe ' (2009) addressing a policy issue through increased organization and strategic mobilization, the dynamics of the relationships among them as they evolve in response to catalyst events within the policy area, and, when also incorporating institutional, political, and/or ideational factors, why they are successful in creating policy change. As a model, it alone cannot tell us which of these factors is salient, but it can highlight relevant relationships among actors as they seek to respond to these factors and bring about policy change.
As Skogstad point outs (2008) (1992, 158) . They go on noting that the term suggests organic connections among actors (159).
From their perspective, the term policy network is reserved 'for describing the nature of the "linking process" that occurs within this community' (158). The term policy network captures the structural or power relationship between the actors in the sub-government --those actively involved in policy formulation and implementation --of this policy community (Coleman and Skogstad 1990 ' (2003, 33) . All members of a policy community share a concern for the policy area and are politically engaged in seeking policy reform. For Fischer, policy community is a (2009, (83) (84) . Given the dominance of these conceptualizations, the term policy community has become analogous to, as Skogstad puts it, the Betamax vis à vis the VHS video (2008, 209) .
Nonetheless, the initial understanding of policy community has analytical strengths, which include capturing a broad and diverse range of actors, who move in and out of the attentive public, the sub-government, policy coalitions, and policy networks. It also captures the personal commitments of actors that contribute to their developing relationships over time. These relationships are developed not strictly in forms of communication focusing on the policy issue
Governing Sex Work 9 but spill over into less structured and more informal settings. They are, however, bound by a shared concern for the policy area and demarcated by specific contexts, sites, and spaces. Diane Stone (2008) uses the metaphor of an agora or public square/market in which policy communities develop. Policy community also has the potential of providing insights into why policy changes by encouraging a focus on evolving relationships among actors. It encourages a focus on the attributes of the community in terms of constituent relationships as they evolve with respect to events, evidence, as well as to institutional, political, and ideational factors.
The policy community brought into focus in this paper includes traditional state actors as well as non-traditional civil society actors. We see the organization, mobilization, and persistent participation of historically and politically marginalized actors in policy processes. We see traditional state actors such as municipal politicians and law enforcement officials. We also see relations between these sets of actors characterized primarily by distrust and conflict. What these actors appear to have in common is a commitment to addressing issues associated with prostitution law and sex work, especially those related to violence, through a shared framework.
Again, although remaining characterized by deep tension, apprehension, and suspicion, this policy community has worked to achieve goals of harm reduction in a conducive institutional and political context.
Prostitution Law and the Policy Challenges of Sex Work
Debates about the legal status of prostitution can be exceedingly polarizing. Generally speaking, two broad but deeply opposing positions exist among activists, scholars, lawyers, and current and In this context, prostitution in all forms is necessarily coercive and violent. Women do not choose to sell themselves for the sexual gratification of men. This is a forced 'choice'.
The other position seeks either the decriminalization or legalization (and regulation) of sex work. Proponents of decriminalization seek the striking down of criminal laws concerning adult prostitution. They do not necessarily seek sex industry specific regulations, but they do seek to ensure that standards, guidelines, and policies concerning workplace conditions and employment benefits are upheld for sex workers and that civil and criminal laws are enforced to ensure their safety. Proponents of legalization seek to strike down criminal laws relating to adult prostitution as well as to implement and enforce industry specific regulations for buying and selling sex, such as those aimed at addressing public health concerns. Some proponents of legalization would seek to uphold the criminalization of street sex work. Proponents of both decriminalization and legalization understand sex work as dangerous because social stigma and criminal provisions
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prohibiting it essentially 'drive it underground' (e.g., COYOTE 1998 and First/Pivot Legal Society 2010).
Both positions are concerned with eliminating the exploitation of, violence against, and stigma faced by sex workers (or, in the language of the abolitionists, 'prostituted people'). Both advance well-intended legal frameworks for achieving these objectives. However, it appears that whatever framework is in place, it is ineffective. Indeed, Isabel Crowhurst and her colleagues have recently found in their study of European prostitution law and policies that 'whatever the regulatory approach upon which they are based --e.g., criminalization, regulation, abolition --' they are 'fraught with ambiguities, lacunae, and contradictions that are reflected in their implementation (or lack thereof), thus often further the vulnerability of individuals operating in the sex industry' (Crowhurst, Outshoorn, and Skilbrei, 2012) . But, as they write, this neglect is not an accident, and 'it is the peculiar nature of prostitution and, by implication, prostitution policy that has resulted in the dearth of attention for policy matters in the field of prostitution' (181). Sex work typically takes place out of public view and is often shrouded in secrecy. It can be exceedingly difficult to acquire basic data concerning sex Governing Sex Work 12 workers, the conditions in which they work, the risks they may face, the social and health services they may need, and the opportunities they may have to exit the trade.
Prostitution laws have typically emerged from a 'top down' approach, in which policy makers do not consult with the broader policy community. In Canada, the US, and most however, have been working hard to reform the existing legal regime and enforcement practices so that they are more responsive to the experiences and concerns of sex workers.
Policy Change Through the Courts
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Indeed, in recent years, former sex workers, current sex workers, and organizations representing sex workers have mobilized and effectively challenged the constitutionality of these laws. In
Vancouver, a very important organization has been Pivot Legal Society --a not-for-profit organization providing legal advocacy for marginalized people in the Downtown Eastside SWUAV now has a membership of more than 150 sex workers who attend meetings and participate in various projects promoting social and legal reforms to advance sex workers' rights (ibid.). According to Pivot, the 'Voices for Dignity project has been instrumental to Canada's sex workers' rights movement both by giving voice to the experiences of sex workers in legal and policy spheres, and by inspiring social movement participation' (ibid.). Charter of Rights to push policy change through the courts. They developed relationships amongst themselves in order to launch a concerted and focused effort to reform policy. In doing so, they moved from marginalized positions in the attentive public to active and influential positions in the policy process. Ultimately, the federal government will determine which actors are involved, and whose interests and perspectives become dominant, in formulating a new legal regime and legislation for prostitution. But any new laws must uphold the security of person rights of sex workers, which is a standard established in Bedford on the basis of evidence that they provided and arguments that they made.
Policy Change in Implementation and Enforcement
Other significant policy changes have occurred in implementation and enforcement on the ground. Vancouver's policy community focusing on sex work may well be ahead of the curve in Vancouver's policy community has grown out of a dynamic context characterized by both extreme violence against women living and working in the DTES and enormous perseverance of them, their friends, and families. The DTES is one of Canada's prime centers for trade in cocaine and heroin, and it is one of the country's poorest neighborhoods. Many suffer from the adverse effects of social alienation, destitute poverty, and colonialism. Women from the DTES have been abused, disappeared, and murdered for decades. In the mid-1980s and well into1990s, the neighborhood witnessed an exponential increase in violence against sex workers, including serial murder (Lowman 2000 and . As Lowman writes, after 1985, "the year in which the communicating law was enacted, there was a large increase in British Columbia of murder of women known to prostitute" (2000, 1003) . Between 1995 and 1998, 16 sex workers had disappeared from the DTES; by 1999, this number grew to 22 (Lowman 2000, 995-996) .
While the site of great tragedy, the DTES is also a nexus of strength, persistence, and organization all of which have contributed to effective political mobilization. In response to the violence against women from and in the DTES, members of the local community began organizing to provide support to vulnerable women, as well as grieving friends and families of victims of disappearance and murder, and to increase social and political awareness of this In December 2012, Oppal released his report, which concluded that the 'retrenchment of social assistance programs, the ongoing effects of colonialism, and the criminal regulation of prostitution and related law enforcement strategies' combined to marginalize women in the DTES (Oppal 2012, Vol. III, 12) . Although academic articles, government reports, and sworn testimonies had been substantiating such claims for many years, Oppal acknowledged a clear correlation between law enforcement strategies of displacement and containment in the period leading up to and during my terms of reference and increased violence against prostitutes. The fear of police harassment or arrest leads prostitutes to rush transactions, jump into cars quickly, and move to dark or more isolated areas. The rushed transaction denies the sex worker the time to innately sense whether a client is a 'bad trick,' and moving to a darker, isolated area puts her in a more dangerous environment (Vol. I, 110).
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In his words, this 'tenuous status was reinforced by police failings that further discounted and discarded the women' (Oppal 2012, Vol. III, 12) . In his report, Oppal identifies multiple 'critical,' 'colossal,' and 'complete' failures on the part of the police to adequately respond to this crisis of missing and murdered women (Oppal 2012, Vol. IIa and IIb) . Although widely actors to take concrete steps toward producing effective strategies to minimize the risks of violence associated with sex work. In addition to increased public awareness and heightened political pressure, the evidence was becoming increasingly irrefutable that containment policies and enforcement strategies were exacerbating the risks of violence faced by sex workers.
Moreover, these actors converged on a framework for a solution comprising principles of harm Governing Sex Work 21 reduction, which had been effectively applied by the City to curb fatalities due injection-drug overdoses. Finding common ground on the framework of harm reduction, sex workers, the VPD, and City were able to focus on specific initiatives.
When Antagonism evolves into Agonism
Among these initiatives were the VPD' Guidelines, there appears to be a substantial recognition of the reality in which enforcement takes place. As stated in the Guidelines, the police are obligated to enforce the laws of the country but they have 'considerable discretion' in this enforcement (VPD 2013, 2) . The
Guidelines go on to articulate basic principles to serve as guidance in this enforcement, which appear to be based on the experiences and knowledge of sex workers. Salient principles include ensuring the safety, respect, dignity, and well being of sex workers and maintaining a proportionality between the risk of a situation involving a sex worker and the enforcement response to this situation. The Guidelines state explicitly that sex work involving consenting adults is not an enforcement priority. According to the Guidelines, 'Enforcement action will be taken in situations deemed "high risk" due to the involvement of sexually exploited children/youth, gangs/organized crime, exploitation, sexual abuse, violence, and human trafficking' (VPD 2013, 2) . They make clear that the VPD's priority is to ensure the safety and security of sex workers and that 'police calls regarding violence against sex workers are a priority for assessment and response' (VPD 2013, 2) . According to Katrina Pacey, Pivot lawyer and SWUAV counsel, this 'policy represents a very important shift in policing priorities' (Pivot 2013a).
Despite their collaboration in producing these Guidelines, members of the sex worker community are deeply skeptical that they will better ensure their safety. In light of this skepticism concerning VPD members' knowledge of and willingness to act on the Guidelines, in the early-new year of 2013, SWUAV and Pivot launched an initiative to inform sex workers about the Guidelines, to communicate their knowledge of them to police officers, and to encourage reporting of police misconduct. This initiative takes the form of a 'Know Your Rights' card that explains how the Guidelines require VPD officers to prioritize the safety of sex workers over the enforcement of the prostitution laws (Pivot 2013a). The card encourages sex workers to contact local organizations that they trust or the Office of the Police Complaints
Commissioner to file a formal police complaint 'if they are harassed, targeted, intimidated, followed, told to move along, or arrested by police for prostitution-related offences' (Pivot 2013a). As DJ Joe, co-founder of SWUAV, states, 'Our hope is that by educating sex workers about the policy and the process for making a police complaint, we are sending a message that we are watching the police and, if we need to, we will take action to hold them to account' (Pivot 2013a). In the hopes that other police departments will learn from the Vancouver experience, . This framework and action plan aim 'to address sexual exploitation and negative effects of sex work' (ibid., 2). Similar to the approach taken by Living in Community, the plans were shaped by input from a diverse range of stakeholders including those active in the local community supporting sex workers. The plans are based on a recognition that success is 'highly dependant upon the cooperation of all partners, including all levels of government, community and research stakeholders from across Vancouver and across the Metro region' (ibid.). They outline principles of 'enhancing prevention and awareness, supporting health and safety, investing in services and supports, including opportunities to exit sex work, and improving alignment with the City's regulatory objectives' (ibid.). They also articulate specific actionoriented directives to promote awareness, safety, and health of sex workers and individuals vulnerable to sexual exploitation.
The first of these is to establish a task force of community organizations, researchers, and government to implement the framework and action plan (Vancouver 2011, under Appendix C) .
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Comprised of committees that focus on youth, housing, training and awareness, services and support, and by-laws, the task force was involved with the development and reform of programs for improved social housing, medical services, employment, and education. 6 Examples of specific endeavors include oversight of the following: 1) the enhancement of 'training, development, and information-sharing opportunities for front line City staff and external government and non government stakeholders'; 2) the achievement of goals of the '2012-2021
Housing and Homelessness Strategy and 2012-2014 Action Plan on improving coordination with housing partners and improving the quality of existing services for the homeless, sex workers, youth, and adults who are exiting'; 3) the 'interdepartmental coordination to enhance monitoring, information sharing, and enforcement action on problem premises where there are safety concerns and potential harm to sex workers, and/or where trafficking/exploitation may be taking place'; 4) the development of a 'supported employment program' that includes individuals exiting sex work; and 5) the strengthening of the License By-law in order 'to better protect the safety and security of sex workers at premises where there is potential for safety risks, human trafficking/exploitation' (ibid.). In addition, the task force is to oversee the pressuring of provincial and federal government to reinstate 'funding for community based partnerships to respond to sexual exploitation and sex work,' to fund childcare programs for Aboriginal people, peer-based life skills programs for First Nations individuals, a 24 hour shelter for sex workers, and to waive 'processing fees and reduce waiting times for criminal pardons for low income sex workers convicted of prostitution and related crimes' (ibid.). is a source of empowerment for sex workers acting as peer patrollers. In turn, the patrollers develop and expand their experiential knowledge base about the risks that sex workers face and about practices aimed minimizing those risks. While reaching out the sex workers to provide them with 'bad date lists,' personal protection aids, condoms, referrals, and hot chocolate, they also record details about sex workers they encounter, the particular corner they are working, and any concerns they may have.
The Sex Industry Liaison Officer, Peer Safety Patrol, and Mobile Access Project serve in minimizing some of the harms that are exacerbated by the criminalization of prostitution related activities. The programs serve in ensuring that the implementation of these laws takes place in a context in which sex workers have access to basic information and support and health services.
Those staffing the programs are essentially ancillary actors in the implementation of laws, Governing Sex Work 29 responding to them in ways that minimize their harmful consequences to those they immediately affect. They are also actors in the evaluation of laws in that they access and amass information concerning the lived experiences of sex workers with the law. They facilitate another portal into understanding how laws can have harmful implications for sex workers and how they should be reformed in order to improve the living and working conditions of sex workers.
Conclusion
The governance of sex work spans a complex set of relationships among laws, policies, practices, and actors. The policy community metaphor and model is helpful in making sense of this complexity. In addition to capturing the diversity of actors, it enables us to focus on relational dynamics forged in day-to-day activities that bring these actors together, sometimes antagonistically, sometimes agonistically. In terms of conceptual implications, this study suggests that policy communities characterized by deep division and distrust can become more agonistic in certain conditions. These include the experience or observation of catalyst events, public awareness, overwhelming evidence, and convergence on an established solution.
The community organizing and mobilization that took place in Vancouver's DTES served in raising awareness about the enormous violence against vulnerable women, many of whom participated or participate in sex work. In turn, this awareness, gave rise to a political context in the city in which policy change could transpire in the implementation and enforcement of prostitution laws. Productive relations among policy actors could not have yielded specific initiatives without their convergence of a framework for harm reduction. The Vancouver case Governing Sex Work 30 suggests that, when relations of antagonism evolve into forms of agonism, actors in this community can produce strategies to minimize the harms associated with sex work. By tracing their origins, we see that these strategies were driven by non-traditional members of the local policy community and based on their direct experiences with existing laws.
Finally, the case reveals the dispersed nature of policy-relevant activities and knowledge, bringing to the fore non-traditional actors and entities engaged directly in policy reform, implementation, enforcement, and evaluation. It demonstrates the fundamental connection between the laws of the land and practices at the local level, as well as the critical importance of drawing knowledge from the lived experiences of those directly affected by these laws in seeking to minimize the risks they face and maximize opportunities for their empowerment. Ultimately, the case reveals how sex workers have transformed themselves from objects of policy to subjects driving policy change by organizing, mobilizing, and taking advantage of institutional and political opportunities.
